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JAPAN

by Donald F. Wheeler

The postwar system of higher education in.Japan reflects

largely undhanged-r-thebierarchy of universities already in

place in prewar tides. . In this hiekarchy, Several prestigious
-=-

universities served as models for, and exerted strahs influence

6 on, other institutions of higher education in such matters as\

curriculum, educational',olicy, and patterns of Administration.

o
They have also dominated the major higher education.interest

groups that articulate the position ofthe universities

Visa-via.the Ministry of Education and academic and professional

associations. Finally, they have attracted the ablest students

who. have later been placed in the most influential positions

in society.

DEVELOPMENT OF THE ,UNIVERSITY SYSTEM

,Tokyo Imperial University, the prestigious model for so

many other universities in Japan, was established by. the

national government ii 1386 as the first of seven Imperial

4



Universities than slate' to "provide instruction- in = the aria

and sciences and to inquire -into the mysteries of learning
-

I accordance with the needs of the state."' :The two mdst

prominent pfivate universitie* today --werealso founded early.
b'ek .

The-10:4o lemon Gakko, predecessor of Wasedis=-034),, was

-fSunded by -Oliuma Shigencbti alter he left-thil!-loverxtraeni;:its

purpose was- to train-pre-area-sive Jeaders.

foundid by Ituktizawa praVide-medeinf -ghrensient

and practical learning.

By 3125, Japanese higher education consisted of

national and a private sector, each containing two diffirent

types of .1.2taritUtiOnS: universities and Special Schools or

colleges (SeMmou GekkO) National institutions Were higher.'
,

in prestige than were private institutions, and Universities

were higher.than colleges. The prestige hierarchy along

tbese institutions was, and to some extent dcratitiues to be,

supported' by the deliberate government policy.of 'Selective

distribution:of the -most impdttant resources dr-the

-development of 'the system: financial support, legal

recognition, and easy accesel.by graduates to the civil-
,

,

service.2 For example, before. World War II Tokyo Imperial

University (which later became Toky0UniversitY or Toqai)

5



Japan 3

was the leader in the elite club of Imperial Universities;

It received the greatist appropriations an4.4ts graduates.

'could enter manrbraaches of the higheii_civil service without

an exeMination.: In cOntraSt, privatee'inatitlains were denied

legal recognition as- universities until 1918;'and received

almost no government monies; moreover, their graduates
n:` 4

were required to pass a battery of examinationa-fdicivil

service p(Sts,

Pros the point of view of the governm4ni,-there wag At
, , --, . _, ,,,

.. 6, F5..qn

4.' definite division of labor between differeni-tipes-of
----

A
.- -----

institutions. The Imperial Universities, partiCularlz Tokyo
-..,

Imperial, were charged with the task of Indic ailb(iPplifld

research, including the

learning.. They also ha

echelon of professionals

introduction and -of
. r

the task of'educatirigthe'highast

and public offilals: Thy

national-level Special Schools trained middy-echelon

technicians, professional?, and public officials. National

institutions were established'to serve the needs of th%

national government and were administered by the Minisoy

of Education. A few local gpvernMent universities were

es.lablished by municipalities and prefectures to fulfill

particular needs of their localities.
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The private sector was left with the task of responding

to nongovernmental needs: the increasing demand for the

opportunity for high education and the manpower needs of

industry and business. The private institutions originated as

Special Schools. They were legally created as juridical

persons under the authority of their own board;' of trustees.

Because the private colleges were dependent on student tuition

for their survival, the curriculum was heavy on the side of

the social sciences an humanities, fields that could

accommodate many students in large lecture halls. Private

colleges also increased their enrollments by establishing

several courses of study requiring different levels of

preparation. The best private Special Schools gradually

added new and more,advariced courses of study, and were

eventually given,statud as universities, becoming the leading

private universities.

After World War II the American occupation reforms

replaced multitrack seco ndary education with a single -track

I

system that made broader access to higher education possible. ,-

The Imperial Universities were downgraded and many Special

Schools were upgraded to the status of universities. Graduates

from any high school were allowed to take the entrance

7
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examination for any university. Although these reforms opened

up access to higher education and flattened the prestige

hierarchy of universities somewhat, thi,prawar government

.policy of preferential resource allocation to certain elite'

institutions has continued and the prestige rankings of

universities have ruined- basically unchanged. (See

Table 1.)

TYPES OP INSTITUTIONS

-Higher educatidn in Japan today consists of tbi following

types of institutions difierit4 131 prestige, relationship to

the state (national,' local government, or privately administered),

and function ,(emphasis on research, education, or training).

National Institutions

The leading national research universities are

multifeculty institutions-including most disciplines'and

professions. They are largely composed of undergraduates

working for the B.A. orB.S. degrees, but offer graduate

education in.each faculty leading to the M.A. and Ph.D.

degrees, aicompanied by strong research programs. The

chair syitem is exclusive to these universities end' to the

P.
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Table 1

HIGHER EDUCATION INSTITUTIONS, NATIONAL AND PRIVATE

1935 and 1970

National-Universities

1935 1970
.Percentage'of:

--.1A.....--"411114211.--...--
Students Institutions Students Institutions----....

_ResearaIrniversitiesft 15 1 - 6 1, -

-Other National Instiintions** ° 21 33 14 7

Total National 36 40 ' . 20

Private and Local Universities

Large*** 23 10 40_ 12

Other Private and Local 41 60.' 40 80

Total Private and Local 64 . 60 80 92

Total 100 100 I. 100 100

NOTES:

**In 1935, these institutions included Special Schools; Higher-Normal Schools,

and Teacher Training Institutes. In 1970, 'these included universities,

technical colleges, and junior colleges.

***In 1935; these were the only local and private universities., In 1970,

these universities enrolled 8,000 or more students.

****In 1935, these were Special Schools. In 1970, these included universities,

technical colleges, and junior colleges.,

SOURCES: Zs:ftjaiGEld_lckScaanL1421, Ministry of Education, Educational Statistics

in Japan, August 1971 -and Nihon Teikoku Mombusho bat 6311et o.

9



. medical faculties of other national universities,

Highest in prestige is the University of Tekyo, followed'

by Kyoto University. Considerably below these are the other

7:

-former Imperial Universities (Tohoku, Kyushu, Hokkaido,- Osaka,

and Nagoya).' The prestige ranking corresponds to the order-

in which they were founded. Several other important national

univers..:,ties located mainly in Tokyo, such-as Tokyo University

of Education (now becoming Tsul.aba University), Tokyd

Institute.of Technology, and Hitotsubashi University, are

also leading research universities'.

The remaining nat onal.tiniversitiei have from one to

several faculties and same graduate programs leading to the

M.A. degree.- All were/formerly Special Schools upgraded to

universities in the postwar system. Multifacuity universities

are gener4lly-the result of the amalgamation of several former

Special Schools. There is at least one of these national

universities in each of Japan's forty-seven prefectures and

mote than one in the most populous prefectures, .such as

Tokyo and Osaka. Ranking below these universities are the

short-cycle technical colleges and junior colleges.
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Private and Local Government Institutions

The most predtigious private and local government

universities have more than 10,000 students and were given

university status bef6re World War II. At thettop in

prestige are Waseda and Knot-f011owed by ChuO, Bosh/diet

Jochi, Meiji, Rikkyo, and others. Each unimersity

is likely to have same prestigious undergraduate faculties

and a few graduate departments offering the-Ph.D.' Although

, '

their commitment to is much less than that of the

lea&ag national research universities, the best 0.: these

- institutions are equivalent in prestige to'some of the

research univ4rsities:1 There are a few email prestigious

private univeisities\such as International Christian

University and the big three'prIvate women's institutions:

Japan Women's Uni,$arsity,-Tokyo-Waman's Christian College,

and Tauda College. U:iiversities administered by prefectures

apd cities have bean able, to'maintain rather high standards

and prestige because of local government support.

a

The smaller private universities and junior collegis

are lads prestigious institutions. Some are the successors

of SpecialSchools; others are newly created postwar

institutions with meagei resources. The two-year junior 4

9
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.

colleges admit mainly wamen and are. at the bottom of the

p restige hierarchy,

9

. .

.

Factors AffeqtaumEgsa-

From the above, it is clear that; several factors are ,/

* , highly correlated wit prestige: (1) foundin body; (2) time

/of founding; ,(3) centrality of research or training fudetion;

(4) number of faculties and graduate faculties; (5) number

of prestigious faculties; and (6) size. The most prestigious

university, is likely to be national, founded early, eeiearch

oriented, comiprehensivetyith a large nutber'of renown

faculties and graduate faculties, and large in terms of

student enrollment and number of faculty members. The

University of Tokyo (Todai) bes fits the description and

occupies A commanding position in Japaneie higher education

not matched by any other'single university in ehe countries

treated in this book.

.

'The steep prestige hierarchy of institutions of higher

educat'.on strongly influences, and is reinforced by, patterns

of student admissions and career recriliti4nt. Tooversiimplify

the mattet, the best students go to'the most prestigious

universities and recei4le-the best career opportunities. 3
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the prestige sAking oUei university is maintained-through its
,

ability to place graduates in tha roost prominent companies and

gone ant bureaus..

Tha basjit device for allocating students of differing

t ability to universities of differing reputation is competition

via the university fiance examination.4 Pawerful-pressurei
/

N.--

are exerted on at Japenese:young'peoplefrcm an early age

. to go to th best university they are capable of entering.

Parents s this as the path to security and upward mobility.

Seconda schools push their atudentR because their reputation,

depend: on their success rates in entrance examinations. A

national university is preferable because of low tuition, but

the places available are limited (only 20 percent of the

students go to national universities).

Entrance examinations-ire administered by the individual- '

faculties of universities-and are open;co all'secondary

school graduates: Students usually take the exams of several

of the highev; ranking faculties of universities they think

they could eater. They judge their probability of succsaon

the badie of commercially admin stared practice exme. and

advice from secondary school counselors. lippt students who

fail tr'ir again after a year of indivich4ik study or

13



Japan 11

examination-preparation school.

The basic mechardamfarallo acing talented graduates to

hey'
employment pcsitions is corporate practice of hiring

a set quota of graduates from a selected group of high-prestige.

universities, each Pearfortop awl diddle management positions

in the future. These 'universities maintain their:reputations

by supplying 1Axger numbers of graduates than other

...

i cnstituti to, beet corporations. The corporations can

. still e,highly selective concerning whom they hire from

within these' universities, The prestigious universitieetare

also favored in the higher civil servicenot through quotas,
P

since
.
anyone can tame the qualifying examinationbut through

the rapid promotionof their graduates after entering4 e,

This system, based an the delicately balanced relationship

between the prestige hierarchy of universities, selection of

students, and employment of graduates, 14 widely regarded an

fair (based on achievement and high motivation rather than

favoritism), efficient (there is a manageable method for

selecting a few from the many), and effective '(the net-is

cast wiae and highly talented persons are found). However,
/'

the high priority placed on written entrance examinations is

criticized because of the geOasis on-rote learning and

14.
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because life chances depend too much on'theresults of one

examination and -too little on subsequent performance. The

university entrance examination system thus supports the -

patterns of student admissions and career recruitment which,

in turn, reinforce the hierarchy of universities.'

LEVELS OF ORGANIZATION

. ,

Although decision making differs considerably between

the four kinds of institutions identified .earlier-- leading

4
national research univaaities, other national universities

And colleges, high-prestige private and local government
0.

universities,'<amilower prestige. private universities and

colleges--our brief analysis of the.process at various levels

of organiiation will emphasize featured that are common to

many universities. ease the leading research national

universities exemplify some o' these features, they 'Will be

our primary example.

The smallest unit of organization id the leading natioaal

research uoiversities is the chair: 5 Headed by the

chairholder, who is a full professor (kyaju), the chair

includes an associate professor (1211gly) and one to three

15
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assistants. Since the chair consists of several members anti

noe.'s4Mply the fail professor, it is often referrad to. as

a "sofa" rather than a chair.
6

The chair is fundamentally"4

unit for research activities and for the organization and

teaching of-a given )body of knowledge on both undergraduate

and graduate leVels. It is also the basic sd inistrative

unit for calculating the budget for teaching and research,
o

(excluding salaries). Where are three kinds of chairs with
A

differing but fixed stipends: the ordinary chair, the

experimental chair, and the clinical chair.. Four times the

ordinary chair budged is available for the experimental

chair and more than that for the clinical chair. chairholders

4 are not usually heads of research institutes.in their

universities (as they al.& in Germany), but they may, have a

research institute chair in addition to their university

chair.

The degree of control the chairholder has over decision

making related to his chair differs greatly by university

faculty and in-individual cases. The chairholder tends to

be more powerful in fields where tha chair budget is high and

outside research funds are available, as in the natural

sciences and medicine. In same cases, the chairholder plays

16
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a-dominant role in the .selection of the other 'personnel. for

his chair, including his heir apparent.' The chairholder-day

also determine the research. topics of the other personnel of

- the Chair had graduate-students. Typically, however, the

members of the Chair accommodate each other.

In many cases the locus of decision making on Level 1

is in the department - at(Wka rather than the chair. For almost

all .Japanese universities.national, local, and private--the

department is the basic unit of organization.

The allocation of research funds-formally stied to the chairs

and personnel decisions generally take place at the

departmencal level. Junior faculty members usually carry,

mere weight in such departments than in the chair-system

national universities.

The faculty (Level 2)" is a federation of chairs in a few

national universitieS'(as formerly in Germany and France and

still in Maly), and a federation of departments in most

universities. An autonomous, self-contained educational and

administrative unit, the faculty has power to establish its

own educational program within broad limits set by the

Ministry of Education. The faculty is administered by a dean

(elected by the faculty members far a two-year term) and the

faculty council (Kyolukai), assisted by/en administrative

17
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staff of Ministry of.Education employees in the case of the

national universities: The dean receives no extra salary and

usually continuca*to teach although with a reduced course

load. The dein has little independent power since decisions

are arrived at through group consensus. Policy decisions aro

made by the faculty council with professors, associate

professors, and in some cases, lecidrers (kIshi) and

assistants (ioshu) participating. Faculty committees, such

as those healing academic affairs, student affairs, and

admission,, often do spadework for the faculty council'

relying on the Clerics/ assistance of ci'iil servants from

the Ministry of Education.

On Level 3 are the, president, the university senate (i

national and other public universities) or the board of

trustees (in private universities), and the administrative

staff. The president is elected by the faculty members

typically for a first term of four years with the.pOssibility

of reelection once. Moat universities and certainly the most

prestigious ones invariably elect one of their own faculty

members as president. The less prestigious national

universities often select as president an eminent professor

from a prestigious university who is approaching the usual.

)
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mandatory retirement age of sixty.

The university senate of the University of Tokyo illustrates

3.4

the typical composition of senates: It includes deans (10)

and two additional elected faculty representatives from each

faculty (30 in al1) , directors.of research institutes,(14),

the director of the administrative, staff (jimukyokucho) who,

is ex officio, and the president of the university as chairman.

Members of the'senate are assigned as chairmen of university *x

committees such as academic affairs, student affairs, and

the library. 3.;

The director of the administrative staff is appointed by

and responsible to the Ministry cif Education, although the

university president often plays a part in his selection. He

serves undet the president, but he is alse'the direct

representative of the ministry ia .ninymatters. Within the
*

ministry this position carries little prestige or political

power. Members of the administrative staff are rarely experts

in the substance of the educatienal matters they deal with.

However, in private universities the Pcfessionalization of

administrative staff and their initiative in policy masters
,

p
have increased greatly in recent years. Their Skills have

been greatly needed iii the face of finaaciai problems and

student disputes.

19 N
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The senate (national universities) -has impressive formal

powers, but. these are largely delegated to an informal and

much more manageable body called the "dean's meeting"

(g#kubucho Kaigi), which.typically gathers once a week in

contrast to the senate's monthly meetings. The main criterion

of a good presidept is his ability to achieve consensus among-

the deans. There are virtually no legitimate means for

making important overall decisions without a consensus of

the deans. The opposition of_ a dean or even his-absence from

a meeting can prevent or postpone decisions for a long

. period.

The boards- of trustees of private universities are

structurally equivalent to university senates in national

universities and serve similar functions. They are composed

mainly of alumni, friends of the university; and often

faculty members. The top university administrators are

typically members of the board. There i little support in

Japan for the concept Olt those who represent outside

interests or the "public" interest shouldbe on:the scheming

boards of either private or national universities. It is

assumed that. etsiders could never, comprehend the unique

complexities of a particular university. Behind this

20
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rationale is the realistic prognosis that outsiders would,

'hake the achievement of consensus Ouch more difficult. In

the caseof private-universities, however, the concept of

18

"insider" includes representatives of-the interest of the

.founder, or establishing group, such as a religious body.

- The standing committee of the board of trustees (jVca

riji121) of universities corresponds to ,the dean's

meeting in national universities in that it works out a

consensus for the trustees! approval. It diffefs from the

dean's meeting iii that 'the leading members are loyal aides

of the president, helpingto formulate and implement his

policies. Although members Of the standing committee are

faculty members and are largely untrained for administration,

they and the president act as full-time administrators. Committeemee

are likely to have (and to ,need) more Rawer than the president

and senate members at national universities since they

directly bear the highest responsibility Tor administration

and finance. Private universities cannot fell 'back on the

ministry to carry them through a eeisis.

There are some murticampue universities (Level 4) in

Japan, but the pattern, of control does not significantly

differ from that of other faculties within universities'- -that



is, they operate as semiautonomous units and represent their

interests through participation in the university senate

(national) or board of trusties (private). There are two

prominent examples: The University of Tokyo hanfacilitics

spread throughout Japan; its Faculty of General Studies,

where all undergraduatesspend their initial two years, is

ten miles from the main campus where the facilities for upper

claasmen, gradute students, and most of the research

institutes are located. It is represented on the university

senate, Japan'o largest priimte.university, Vihon (86,000

,
.

. , .

students), has several campuses with representatives on the

board of trustees, In this case, however, there 'is a high

degree of financial independence for each carpus.

Before World War II, the control of the Ministry of

Education (167e1 6) over higher education was direct and

pervasive. Only the Imperial Universities were favored with

,L
autonomy and academic freettom This was with the expectation

that open inquiry would in the long run lead to a greater

-contribution to the state. Facdlty members of Imperial

Universities could choose their deans and prs. "lat. Their

faculty councils had independent authority. Other:national

institutions of higher education were not granted autonomy

22
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or academic freedom. Although private universities had

independent borads of trustees and status as juridical

persons, they were also subject to periodic state inspections.

Direct interference in the internal affairs Of all types of

-institutions of higher education occurred..regularly during

4-7)eld War II.

The American occupation forces successfully diminished the

power of the Ministry of Education and decentralized contrail

of higher education.? Tilse reforms-were enthsiastically

supported by the universities, the "progressive" political

parties, news media and public opinion. A strong "allergy"

to state interference in the internaloiffairs efiuniversities

had developed as a result of the* state's abuses of the

university during the war.

The occupation reforms-irere translated into national poliby

through Article 23 of the Constitu,tion of-1947 which states,

"Academic freedom is guaranteed," and also through the
ti

Fundamental-Law of Educatioi (1947) and the Mac School

Education LaW (1947), Other laws gave guidelines for the

establishment of the new university system. Bedause of the

strong opposition of tbeuniversity_cummunity and the public to

interference, the Ministry of Education was tot able to pass

23
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any law7regulating the internal governance of the university

until 1969. As the 1964 'White Paper on Education states;

[In the postwar pericid] universities beat to

function without having clarified the relation-

,- ships between university administrative prgans,

its teaching members, and the other employees or

the' regulations for smooth' cooperation. Such

important questions as the extent of the powers

of the faculty conference, its- size and its

relation to the deans and the president; the

, relations between the autonomy of the university

and the political freedom of individual teachers;

the connection between the supervisbry rightsof

.a_university as an educational institution !and

the' self - governing activitiestof the students, etc,

were optimistically left for the future to-solve.8

This, helps to account for the haphazard, nonbureaucratic manner-

in which decision making in universities-evolved in the postwar

period. The-Ministry of Education often aitempted to exert,

its influence in..an ad hoc manner. The boundary lines of

-authority were unclear ,. and/rt was in. the interest of the

universities to keep them unclear since any clarification

V
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mould very likely mean a diminution of their autonomy. For

many reasons, including the lack of legal authorization and

the opposition of the university dommunity and the public,

theiMinistry of Education has exercised its powers with

considerable. restraint. In most cases vreasonable" compromises

have been worked out between the Ministry of Education and

university officials.
MI

As-,a result of American occupation reforms of higher

education, the government no longer gives accreditation and

supervises the'standards of established academic institutions.

To regulate standards, the universities established the

UfLiversity Accreditation Association. However, the AssOciation-

has not succeeded in enforcing adequate standards for initial _

accreditation, nor has it reviewed the many cases where

accredited institutions have significantly relaxed their

standards.9

Though substantially reduced since the wax, die powers of

the Ministry-,of EducatiOn are hardly negligible, particularly

as they apply to the national universities and colleges for

which it has direct tesponsibility; (1) the Ministry determines

national policies-toward higher education; (2) through its

organ, the University Chartering Council, it establishes and
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abolishes institutions; (3) it establishes new chairs,

faculties, and institutes; (4) with the approval ofAthe

Ministry of Einance,.it determines the budget..-for_higher

-education and ;;individual institutions as well as ialaries and

student fees;,, (5) it approves univertity recommendations of

staff promotions and appointments of faculty members, tears,

and presidents; and (6) it sets standards for degrees.

The Ministry of Education also has some control over course

-offerings through setting degree requirements, alLbnugh not

over the content of the courses.

The Ministry of Education ha4 exercised its authority

in a variety of ways. Under the strong influence of-the

'ruling Liberal Democratic Party (in power except for A few

short lapses throughout the postFer period) the miniitry has,

set policijS for higher education. It has commissioned its

own appointed internal consultative organ, the Central

Council for Education (CCE) to study aspects of higher

education and make recommendations. The CCE has strongly

reflected the views of Japan's financial circles snd because

of this and because the,ministry axercises firm control over

its agenda, procedures, and reports, most scholars--particularly

those of a liberal bent have refused to serve on it. The

26
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.Japan,TeacheitUniont'the-Hational Universities Association,

varios private university associations, the Japan Academy

_

of Science, and various On-deMpus-political grovps of students

indifofitaors have firmly owosed the general policies of the
- a

%CCP,. 'shwa COE policies hive been implemented only slightly.

The leading national-research universities usually control
. -

their everyday internal affairs with considerable autonoty

(sometimes by-default), and can more adequately respond to

t14 "carrot and stWO,apprpaCh of the ministry than can

the 'other natienal universities. Private universteies can

avoid the "stick" .
but because of their weak financial situation

are often vulnerable to the "carrot."

The power of the Ministry of Education to establish new

institutions has been amply used. The University Chartering

Codncil (the Private University Chartering Councils in the

-case of private universities) must screen all applications.

In .the process, the chartering council influences decisions

on the niimber and kinds of faculties, the disciplines that

will be included in each faculty, and even the names given

to the facuaAes. For example, several years ago the
.

council refused to approve a Human Sciences Faculty at Wake

University.



r

25

During most of the postwar period, the University Chartering

Council,has had lax quality otandardsv sometimes approving

new universities that 'did not meet minimum standards. One.

scholar argues that, in order to me9t the increased demand for

places in the university aid industry's needs for skilled

manpowevat the.last possible cost, there was a conscious

ministry policy of encouraging the rapid expansion of private

universitieswith disastrous consequences for the quality

of education.1°

The Ministry of Education also shapes the development of

higher education throug selective granting of requests for

new chairs, faculties, institutes, and campuses to existing

institutions. For example, the number of chairs in the

Faculty of Engineering at the University of Tokyo increased

rapidly after the ministry changed its science policy in

response to Sputnik. The University of Tokyo was able to

take advantage of this policy to maintain its/position of

eminence in higher education, but'at the expense of the
4

previdus balance between the humanities and pure and applied

sciences.

The degree of discretion the Ministry ofEducation can

exercise over the budget is limited and is largely related-.
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to- the support of new institutions it charters_and to the

establishment of new faculties, institutes, and

campuses at older institutions. The Ministry of Education in

beholden to the more powerful Ministry of Finance for

of item changes before the budget is sent to the National

Diet. Most of the, funds for higher. education are recurring

ccpenaes with regular annual increases.

The, power of the Ministry of Education to approve

university - recommended staff promotions and appointments of

faculty members, deans, and presidents can influence the

university choices of candidate although the ministry almost

never exercises a veto.

CHARACTikISTICS OF DECISION MAKING:*
CONSENSUS AND THE CONTAINMENT OF CONFLICT

A simple description of the formal levels of organization

tells us .leas about howl decisions are made in Japanese

univeraities than in the universities in other countries

treated in this book. The reason iw that the attempt to get

a broad consensus between levels is a central characteristic

of decision makil3g in Japanese uniVersitieJ and informal

intermediary levels play an imporientrole,in this. Every

2 9,
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attempt i,s made to avoid open conflict. =In this pattern of

decision making it is often difficult to locate the mein

sources -of a decision.

First, let us examine this process Lithe case of

establishing a new' chair atanationalzniversity. Proposals

for new chairs come from the Chairholders-or departments

(Level 1). All requests are then discussed in the faculty,

councils of each faculty (Level 2) and their priority

listing is taken to the dean'imeeting for discussion (Level

3). The des&s meeting then makes'its_priority listing of

new chairs to be reqUested from the Ministry of Education

(Level 6)., The merits_ f each proposdd chair and the C>

piobgbility ihat'the Ministry of Education would grant the

request are discussed, but the crucial. factor in(setting

.priorities within dean meetings is "where turn, t

based on the granting of previous-requests. After the

priority list is decided, the president (Level 3) sounds out

the Mini4try of Education on vhat new abairaare likely to

be granted. The President then proposes these chairs to the

university senate; the Senate officially requests, them; and

* they are normally granted.

Certain distinctive characteristics gf the

30
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consensus-formation process.become clear:

1. Leaders from each level of organization must join in

making'important decisions. Leaders on each level

forge consensus on their level. Then they join with

the leaders of the other levels to form a consensus

between levels. .Seniority andrsition id the

or ;anization dictate the eitentise;which an individual

participates in the decision making and insists on

his own viewpoint. In the end, ideally, all

participants support the leader, and 'the leader takes

all participants into account according to their

diffirent status in the grnup. However, students

are not considered to have an independent role, in

university decision making. They are viewed as

apprentices of individual faculty members 'or as

clients of a faculty committee +an studint'affairs.

Student self-government associations are officially

for student affairs not for university affairs.

2. Each unit filters all its requests through one Unit

above it in ti'e hierarchy. 11 The unit above harmonizes

all requests gram below. Again, students have no

formal pa:n in this process.

31. -
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3, Achieving a consensus between levels is greatly assisted

by sending the pioposal up and down the line (ringi).12'

The ringi may occur when a proposal is initiated,

wfien the decision is being made,.or after the decision

has been made as a confirmation of consensus.

4. Informal units such as the dean's meeting work out the.

consensus and prepare fdrmal proposals for smooth

passage by the official bodiei. Infcrmal negotiations

(nemewashi) between official representatives--such

as those between university presidents and.officl.als

tof the Ministry of Education -- "-are also important

5. Formal decision-making bodies such as the.university

senate ratify the consensus that has already been

. achieved.

There is little communication between different units on

the same level of organization except through leaders who

meet to resdlve differences between the units they represent,

for example, in the dean's meeting. Unite on the same level

of organization are competing with one another for favorable

treatment by the unit above. Thus cleavages and conflict

within the university usually follow faculty and departmental

lines. Often, however, cleavages based on generational or

32
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or ideological
differences (which overlap somewhat) cut

-ow

across faculty and deparmental lines and threaten the usual

mechanisms of consensus formation. The "traditionalists"

(usually senior professOrs in positions of responsibility) aim

at unanimity (formalism of ends) by including only the,most

senior people on each -level in the consensus making 'between

levels. The "modernists" resist the traditional value of

unanimity on the grounds that their concerns are net given

due consideration. They press for the use_ef formal

democratic procedures (formalism of means) Such as written

agendas, °pep meetings, and majority votes -- mechanisms that

could destroy the present consensusformation process, based

as it is on agreement between the leaders of units on each

level of organization. In practice, the traditionalists

often accommodate the modernists on substantive issues in

order to avoid procedural changes that would undermine their

control. The.New Left radicals on the faculty reject piecemeal

reforms an d often refuse to participate. The modernists have

gradually .gained in:numbers and infltence during the postwar

period; the active constituency involved in decision making

basgradually broadened.

A

33
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Conflict Control Mechanisms

Several important mechanisms exist for controlling couflict

while consensus is sought.

1. Lower levels of organization, after being consulted;

are expected' to conform to the consensus. Groups

unlikely to conform; such aa'itudents, can be isolated

from the decision -- making process.

2. Informal negotiations up and dawn the hierarchy

provide a means for ironing out differences between

units.

3. The division of labor between informal and formal

decision-making-bodiesel4m(nates the strains that

would ensue if the same unit both resolved differences

and legitimized the decisions. The informal units,

free of public scrutiny, harmonize differences and

present a unified proposal. The formal bodies enact

the proposals they receive and give them official

sanction. In Western systems, informal consultations

are usually held on an ad hoc basis between indi,riduals

rather than in regularized group meetings. In the

Japanese university the usual practice is to combine

formal decision making-with regularized informal

34
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group consultation on various levels.

32

4., In order to minimize conflicts'of interest, personality

clashes, and ideological. differences, attempts are

made to adhere to established criteria for decisions.

These criteria exhibit deference to traditionil

authority. first,'prdedents applicable to a parti-

cular situation are respected, and Senior members of

a faculty are in the best position to know_ and apply

these precedents.' Second,Ithe principle of '"fair

share" also helps contra conflict; each unit has au,
)

equal claim to its nhAre (not necessarily an equal,

share) of the available resources, and merely has to

wait its turn to get it. The seniority and prestige

of a group play a part in eetermining its "fair

share and when,it will receive it. Consultation is

carried on according to established procedures in

orderto prevent opposition on procedural grounds.

However, customary procedures differ according to the

occasion. Againr senior members of the group are

likely to make the most convincing case for the

relevant precedents.

3 5
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The consensual style of decision making in universities

has functioned well in encouraging conmannication, participation,

and a sen4e of solidarity on the part of the teaching and

-research staff, Truited leaders from each level have been

able to work out consensus between levels. At' same time

individual units have had considerable autonomy to decide

their awn affairs, to the extent that they did not interfere
0

/,

with others. The consensual style'has alsoPbeenr-iMportant,

though it has functioned'lesswell,,in relationships between

individual uniirersitres and the Ministry of-Education.

The consensual decision-making proceis has serious

shortcomings as well. From the standpoint of elflelega, it

is very time-consuming. Turthermore,/the timing and even

the content of decisicts depend more On the complex needs of

4 the group process than on the needlof the situation for which

a decision is required. From the point of view of effectiveness,

the biai against specialization and division of laj,or, lnd

against reliance on the technical expertise of "outsiders"

often leads, to poorly grounded decisions. From the point cf

View Of broad, participation,s.lthough all involved parties

are consulted before a decision, in't4e end it is the leaders

at various levels who determine the consensus. Once a

36
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decision has been made, public expressions of dissent are

considered disloyal.

Streeses on the-consensus-formation process can be

illustrated by the University of Tokyo dispute of 1968-1969.14

There was strong sentiment among faculty and students, and

also in the press and public,.that President Kazuo'Okochi

had not attempted to deal, with the students and their

grievances in good faith. Ater he was forded to resign, the

new acting presi4ent, Ichiro Kato, promised to meat the

students and include-them in- seitlement. He accepted
r

the consensus ideal, which put him in the position bf-having

to try to satisfy the demenas of the students and also those,

of the Ministry of Education, Kato first approached the

Zankyoto,a'left-wing student group. Their demands had the

broadest student support and they had fewer off-campus
13'

political ties that could influence their negotiating

position. A settlement with the Zenkyoto would undoubtedly
e,

split their weak organization and have* the additional

advantage 'of weakening the influence of a rival left-wing

student organization, the Minsei, because they would be

lefeout of the settlement. However, the Zenkyoto refused

to compromise. This left Kato with no alternative but to

3 7.
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,

accept the Minsei offer of a Moderate solution: the election,

of student representatives from each faculty to work out with

the university a compromise to be ratified in a-public meeting.
. .

The -Minaei carried through_their plan, an agreement-was signed

by student representatives and the presidbut and -after a

few days the president called in the police to clear the

campue of the Zenkyotd students. The Ministry of Education

refused to accept the agreements between student representatives

and the university as binding The president atrengly and

publicly defended the agreements. But gradually, enormous

.loopholes s-beCame apparent. superficially, all the major

parties got what they wanted, but there was less to the

settlement than met the eye. The Zenkyoto held out to the

end in order to spread the !!struggle" to other ,schools, but

the defeat and arrests; at Todai were very costly. The Minaei

got credit for arranging the compromise, but theywon few

colicessions in the ende The president settled the dispute,

but later could not v:aneleee this into university reform.

The Ministry of Education'ccunteracted the Minsei th:gst 'for

7
more influence on csmpue, but gained no influence.itself.

Nothing had been solved, but tta consensus form of: decision

making had been saved.

38
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CRISIS AND CHANGE

The previous example illustrates some of the stresses on

the consensual decision-lel/Hes proceps that have aggravated

itsweaknesseS. Other such strains are the ove rloading of

administrative machinery, facilities, and educationalprograms;:

insufficient financial. resources; student and faculty

d;ssatisfaction; and the constant activities of the student

movement.

In the late 060s students born in-the°first postwar

"baby boom" descended

new democratic ideals
=

in droves on the campuses, fresh with

and high expectations.15 In contrast
.

to their immediate predeceisore,they had no direct experience

of the devastation and humilietion of defeat in World War Ile

They were educated in the postwar educational-system by

teachers who renounced the wartime regime'or remained silent.

Optimism and hope for thange were fed by unflagging rapid

economic groWth.16 Thus many students weresensitive to the-,

vestiges of "feudalism" they folAd in their professors and in

the responses of university administrators to their demands.

By the late sixties, the major cities had large nuMbers7Of

dissatisfied university students, Students with a, pent toward

39
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activism could channel thkr anger and hope for change through

any one of three left-wing student movements differing in

style and opposed in ideology: the Minsei; various New Left
\

militant sects spawned about the-time of the.anti-Security

Treaty struggles of 1960; and the Zenkyoto.17

Campus disputes highlighted many long-term complaints

against the universities. In the-beginning there was

considerable public sympathy with the aims of striking

1

istudents., Many faculty members were also-SyMpathetic with,.

the students' critique of the universities. The campus

disputes gave refcrn- oriented faculty members an-oppor-unity

to work for basic changes. Already the ministry's Central

Council of Education was wonting on its model of un.iitersity

reform.

By the end of 1970, more then-300 reform plans had been .

produced, most of them by university reform comiaittees

established for that purpose.
18 However, the enthusiasm for0

creating plans was not matched with implementation, for-

several reasons. l'irst-of a, , public opinion shifted against

the strikipg students in favor of restoting order first, and

thialbg of reforMs later. Second, the dettliig of campus

disputes and exhaustion, fragmentation, and defestof the

New Left student movement took away the urgency Of reform.
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The govern mint emitted the first postwar university coetrel

law thrpugh the National Diet on August 3, 1969. The law,

called ProVisioeal Measures Concerning University Administra-

tion, called on universities to solve their disputes or to

fate int( 7-ntion by the Ministry-of Educationinitially

with a warning; then, if the disputa was not nettled in six

months, by directly admiaistering the university; and finally,

by dissolving the university.I9 The immedlate response to

the law was as increase in campus disputes, but the threat- of

ministry intervention was by itaelf sufficient to spur

university officials to bring in the police and most disputes

were settled within a few montha.

Third, ihere were basic disagreements between the interested

parties concerning the go4a of university reform The

political haw!ts saw their chance to get the universities under

contro3. The overwhelming majority of the faculty members

hoped fey more efficient administration that could lighten

the everyasy burden of university management. Many students,

on the etber-hand-, sew the "real" problems as being those.of

more relevant educatiun and .rester student participation in

university decision making. University administrators feared

that granting broader participation would play into the hands

4 L
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-of the Japan Cammuniat Warty and its strategy of advocating

moderate reforms, Fourth, many reforms would involve closer

relations with the Ministry of Education and there was little

enthusiasm for that
,t7

Yet some reforms did take place.2°- Minor ch ange s in tr

consensus-oriented decisic -making process were speeded up

by the outbreak of "reform fever" in 'the late sixties. So e

bureaucratization of university administration has occurred 1.

along with an increase in administrative support staff.

Administrators are more carefully selected and trained,
,

particula4y.at the private .universities. Also, university

deans and, presidents,are relying much more on the executive

skills of cabinet groups they form to assist in administration.

New offices for public relations and information gathering havie

been established at most universities,.

A new bread of campus politician has appeare., in this

increasingly diffiWlt situation to provide much ,needed help

in achieving consensus: they could be called "facilitators."

Sometimes the facilitator is a member of an ad hoc task

force :-,pointe" by the president or a dean and pametimes he

has no official'designation, but the role is nev._rtheless,

similar: gathering and analyzing information for decision

4 2
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making, communicating across generational and ideological

gaps, negotiating behind the scenes with a certain anonymity.

Increasing bureaucratization has added to the responsibilities

of individual professors since it is they who ate assigned to

:the most-. important adminiStrative tasks. In fact, one of the
4

most notable changes has been the proliferation of faculty

committees with expanded participation of junipr faculty

members and a consequent increase in the time it takes to

make decisions.

Increased student participation in decision making was

an important issue for faculty and students in Japan as in

the other countries treated in this book. However, except

for some cases of peripheral involvement in the election of

university presidents, there has been almost no increase in

participation. In addition to the usual lack of faculty

enthusiasm Jr further complicating the decision making

process by incIudiagsredents, and student doubts about the

effectiveness of their particLpation, the Ministry of

Education has opposed it. Morecorer, university administrations

a.
hesitate to deal with tha various politically motivated

student groups because they are unrepresentatve and any

attempt to deal with one group Will rouse the active opposition
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of the others, Most administrators attempt to limit iIch

groups' influence by restricting participation in t'

decision- making process larigely to professors a

professors.

associate

A

In June 1971:the CentFal Committee on udation produced

a aft of Basic Guidelines for the Reform/Of Education.2,7- The

'main proposals dealing with the structural reform of higher

education met with almost universal opposition from the

universities becaUse they appeared to be deSigned to increase

.Ministry of Education dontrol over die universities at the o

expense-of university autonomy,

(:"IiTe.result has been a deadlock on structural refoillmt The7.;

."big bang" of the vniversity.dispdtes threw the university

into disorder, but as soon as the diiputee died.down, the

universities returned to predispute patterns. ,pr

Because the government wet unable to institute basic

reforms in the 'Structure of higher education, it has taken

other seeps. Finally forced by the university disputec to

recognize the financial plight of the private universities,

the Ministry of Education, supported by the Ministry of

,Finance, *greed to subsidi%e half of the salary costs of the

teaching staff at private universities. Later they agreed
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eventually to support half of the current operating exienees

of the private universities. This support is administered

by the Private School Promotion Foundation, a quasi-governmental

ti
agency that includes substantial private university'representition.

Undoubtedly a pattern of sainted resource ellocation will

develop that will .help maintain-the present prestige hierarchy

of institutions. However, since the government is providing

the money,.it alio maY'-inCrease its control, including stricter

quality standards for those 'that receive the highest Sums.22

By far the most important of several new academic

'institutions started by the ministry is an academic city at--

Tsukuba outside Tokyo. It will include many reeearch

institutions including some related to the United Nations

University. The_eentral component of the academic city is

Tsukuba_University. founded in October 19/4. Tsukuba

University is a result of the initiative of some of the leaders

of Tokyo University of Education.whc wanted to move from the

narrow confines of their Tokyo caoris and create a new type

of university, Although the conzroversy over moving split

the faculty, "`the Ministry of Vucationsgave strong support

to those advocating the moue. The organization of Tsukuba

University includes many of the 'experim'ental reforms that

45
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the Ministry of Education failed to introduce at existing.

universities. There is strong'cental administration with

no semiautonomous faculties, The university is organized

with various flexible research and educational clusters that

are. coordinated by committees of faculty embers on the

model of American cluster ()lieges.

Irtraditional semiautonomous faculties protect the

interests of faculty members too much, the committee method

being experimented withat Tsukulia would seem to protect them

too little, Many of the dissenting faculty members, particularly

in the humanities and.social sciences, are resigning after

Tokyo University of Educati6n is phased out in 1978. Tsukuba

Unis;ersity has failed to attract high quality. faculty members

in large numbers. There has been a widespread negative

reaction against what is considered a violation, of the

normnorm in the decision to establish Tsukuba University

and the weakened influence-of traditional faculty authority

there.

Among its other efforts the ministry initiated the

University of-the Air, which will offer a B.A. degree. The

ministry plans to grant charters to now medical faculties in

Order tb have at least one faculty of medicine in each of the
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forty-seven prefectures by 1980. It plans to establtth

several .new teacher training, institutions but will ftee

om 'the Teacbeee Union. Hc.wevr,

. .

in 1975 the ministry pushed through'a law to limit the

founding of new institutions and faculties of higher
4,

education and to limit the expensioa of student bodies

in the private sectm. This: rofleatg the desire of the

conservative party to limit its subsidies to private

institutions, also the desire to imw.ove the 'quality

of education.

The ministry is now considering proposals from the

University of lope and other prestigious schools to allow

then to 58t up graduate schoo3c that would be administratively

Separate from the present faculties, This could be done
.8

without, special _Legislation simply by granting charters to,

new faculties setting up ne-0 chairL, and giving 'the ;funds.

The interests of several groups coincide on the desirability

of this proposal. The Ministry of Zducation and many faculty

members want to upgrade research and graduateAducation.

Also, many faculty member would like to be free of under-

graduate teaching, Vlis proposal has the advantage of not

to,
requiring the restructuring of any existing faculties, which

17
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would be almost impossible.

Despite the deadlock on basic itructeral reform, as

William Cummings roints out, "the University crisis marked

a turning point in Japanese higher education,"23 It was

clear that the government could not make basic structural

45

changes without the cooperation of the vniverslties. The

confrontation had rievertheless'exposed many fliqs in higher

education. The financial crisis pointed to the need either

to stop the phenomenal growth of higher education or to

provide a rationale for it Red improve the quality. The

attention Given to the univer$ity problem created a general

awareness of need for change in the exinination systen and

admissions policy, improvement of educational quality,

internationalization, wore flexibility ih-traaKcernng

and accepting credit's from other institutions, and

sdaptatiton of the curriculum to changing-societal needs.

Significant chahges in personnel in the MI.nistry of

Educati,,n uz r. (3hinet.Miniater Michiya Sakata, during

the university d!-entes of 1963-69, paved the way for the

reshaping of policte,1 in the direction of those liberal

reforms. Also, the ccn'-nontation between conservatives

and progressives oven hi0er. education policy lessened.24

48
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Aster bit became clear thatradical-restrecturing wes net

fortheoming, the leadetship,of former Vice Minister Ieao

Amigi in a new (1972)'consultative body.Higher Educatime

Roundtable, contributed greatly to the detente, as-did he

appointment of Dr. Michlo Nagai, a,former professc: and;

a "dove," as Mirist:Ar of Education.

The' s4bsidres to private Iltniverstties have steadily

increased, a etandardieed entrance emem for nationsl

universities (for the first acreeeing) WAS carried out in

1976 and ilignificant'atees toward internationali

ok the curriculum (language study, foreign visiting

scholars) are being encourage& by the'ministry..' Although

these are minor gains that could be Joet,the present

detente and the continuation of reora are encouraging.

Te summary, the Japenene cniversity system has been

evolvinz gradually '!''rem more traditional patterns' to more

modern ones (in terms of increased efficieneyend participa-

tion), as well as from an elite tc a mass enrollment

system, Ilpwever, the basic patterns of control and

, decision making 'nave changed little. The universities have

been able to resist intrusions by the Ministry of

Education,
25

but many seeded reforms have not tkken place.

49



Japan 47

PN
Frustrated in its attempts tO.Dtxod=ci structural reform,

in existing universities, the stry of Education Las

turned more to the use of incenti to accorplish

Gins, and it has establish /1d some n- institutions on its

own initiative. In the long run, thes are likalyto have

considerable inflUence on the-shape of 'anese higher'

education.

V
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